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Chapter 4 

Continuins Problems With WUd Hone 

Disposal Activities 



Strategy to ensure that the standard is met before offering a horse for 
adoption; (3) send adoptable younger horses directly to adoption instead 
of sending them to prison facilities for training; and (4) consider a 
variety of disposal options for unadoptable horses not currently being 
used and, where necessary, make recommendations for congressional 
consideration. 



Agency Comments and 
GAO Response 



BlM agrees with our recommendations and has taken various actions to 
implement them. Regarding the first and third recommendations, blm is 
developing bureauvride guidance on prison training facility operations. 
The guidance will establish a desired training method for all facilities 
and estimate the period of time to train the wild horses, blm also issued 
instructions in February 1990 to classify 5- to 9-year old horses for 
training. Younger horses are to be sent directly for adoption unless tem- 
porary holding at prison fsicilities is cost-effective. The prisons will not 
halter-train younger horses and will charge blm only for feed and daily 
maintenance. We beUeve these actions are responsive to our first and 
third reconunendations. 

BLM also agrees with the second recommendation. Consistent standjirds 
for assuring the quaUty of halter training were adopted in the fall of 
1989 for the Colorado and New Mexico facilities. Once similar standards 
are applied to the Wyoming and California facilities, we believe blm will 
have fully responded to our recommendation. 

Finally, blm agrees with the fourth recommendation and expects to 
explore disposal options for unadoptable wild horses when the wild 
horse and burro advisory board convenes, as expected, in 1990. blm 
believes that euthanasia is not an option worth considering in light of 
past history and public reaction opposing it. We concur with blm's deci- 
sion pending the board's recommendations. 
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Appendix 1 



Comments From the Department of the Interior 



Note: GAO comments 
supplementing those in the 
report text appear at the 
end of this appendix. 




United States Department of the Interior 

OFFICE OF THB SECRETARY 
WASHINGTON, D.C. 2(H« 



Mr. Jamei Duffus III 

Director, Natural Resources Hanageaent laaui 

Resources, CoMMuniCy, and Econonic 

Developoent Division 
United SCaCea General Accounting Office 
Washington, D.C. 20546 

Dear Hr> Duffua: 

Thank you for your letter of March 26, 1990 
proposed report entitled Bangeland Hanagewent 



ng the draft of the 
iMprovemeots Heeded in 



Federal Wild Horse Program CGAO/RCED-90-110) . The Secretary has aaked 
us to respond. 

The enclosed response was prepared by the Bureau of Land 
Management (BLK), which is responsible for administration of 
the wild horse program. As the response demonstrates, the BLH has 
already taken or is initiating steps to remedy most of the problem 
areas identified in the draft report. While agreeing with many of the 
report's reconmeadaciona, BLM believes that it also reflects some conmon 
misunderstandings about the program and has provided clarification on 
these points under the heading "General Comments." 

The Department of the Interior is committed to administering the 
Wild Free-Roaming Horse and Burro Act humanely and efficiently. The 
recommendations in this audit will help us to meet that commitment 
more effectively in the future. If you have any questions about the 
response to the draft audit, pleaae call Mr. John S. Boyles, Chief of 
BLM's Division of Wild Horses and Burros, at 633-9213. 



Sincerely 




^sistant Secretary - 
nerals Management 
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Comments From the Department (tf 
the Interior 



Now on p, 27. 
See p 27. 



Now on p 27, 
See p, 27, 



The Bureau of Land HanagenAnt's Response co 

Raneeland Management: Improvements Heeded in Federal Wild Horse ProBtam 

(CAO/RCED-90-llO) 

The General Accounting Office (GAO) reconBendacions to the Secretary of 
the Interior are underlined below. Each reconuwndatlon Is followed by the 
response of the Bureau of l.and Hanagenent (BLH) . 

EKPedltiouelv devel o p carrying canacltv and ranae CPndltJWl dflCa tn ViU 
^orae herd areas. (p. 32) 

We agree Chat the carrying capacity and range condition of herd areas 
should be established expeditiously. A recent ruling by the Interior 
Board of Land Appeals (IBLA) eonflras animals should be removed whenever 
current resource data shows that the present level of animals is 
Inconsistent with attainment or maintenance of "a thriving natural 
ecological balance" as required by the Wild Free-Roanlng Horse and Burro 
Act (Act) . The BUI recognlaea the need to accelerate efforts to collect 
current resource data. Where current data show that a thriving natural 
ecological balance is being threatened or not being attained, excess 
animals will be removed expeditiously. 

Tn lacattong where this data I ndlcataa that over£razlng 1b gCCUriTlng. 
t ftaove wild horsBs and reduce the leve la of authorized domestic llveataek 
grazing ip proportion to the amount of forage each la consunlna and the 
flinounC of ranee damage each Is causing. (pp. 32-33) 

Ue agree that overall forege usage within a herd area should not 
exceed the level of forage production that can be sustained. However, 
we disagree with the implication that adjustments depend solely on 
carrying capacity data and that they must bo carried out proportionately. 

There are other reasons requiring removal of wild horses or burros 
even when carrying capacity information la not available or there Is no 
overgrezlng. The Act, for example, requires removal of wild horses and 
burros from private lands when the landowner requests it. Because of 
several challenges Co actions by the BU* over the years, Judicial and 
administrative decisions have established additional removal criteria. 
Reasons for cenovala not based on a "thriving naCural ecological balance" 
include: 



Animals expand outalde herd area boundaries. 

Animals stray onto private lands and removal Is requested by 

the landowner. 

Animals' lives are endangered by an emergency, e.g., drought, 

disease, etc. 

Animals are part of a research program. 

Animals snisc be removed pursuant to a court order. 

Animals must be removed because of overriding provisions in 

other legislation, e.g., the Endangered Species Act. 
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In Che futurs va expect Chat factors such «> Che Endangered Species Act 
will require renovsl of anlnals even when there Is no overgrazing as Che 
tarn la normally used. Renovala will continue on a significant nunbar of 
herd areas for the reasons listed above Irrespective of whether the 
carrying capacity has been established. 

For purposes of our connents, rawrval and adjustoient only refer 
Co siCuaclona where the appropriaCa managenenC level (AHL) Is to be 
changed. We will exclude fron consldaraClon reaoval of wild horses 
done solely for Che purpose of reaovlng cha excess animals due to herd 
growth caused by raproducClon. While both sltuaClons re<iulre raiaoval of 
aninala, making adjustments In the number of animals to achieve a new AML 
will likely require a revision or amendment of land use plans. Removal 
of animals to reduce the population to a previously determined AHL 
only requires data Co show that the number of animals on an area Is 
Inconsiscenc wlch maintaining a thriving naCural ecological balance. 

Wa alao disagree wlch Che TecomendaClon chat adjusCments In use 
be made In proportion to Che forage each is consuming and the amount 
of damage each Is caualng. In most herd areas, livestock, wildlife, 
and wild horses and burros use the same areas, often during Che some 
seasons. With a livestock/wild horse dlec similarity of over 90 percent, 
it Is Inpossibla in most areas Co determine which animal Is overgrazing 
or causing Che •damage." Almost always, damage la the result of the 
combined effect of all of the grazing species on an area. If reducing 
the grazing use ware Che only or preferable tool for undoing Che damage, 
Chen a proportionate reduction would probably succeed. 

Often, however, leas drastic tools nay be e^loyad to accomplish 
resource Improvement. In most cases, Che BLH atCuipCs Co decermlna whaC 
resourca condlcions are deficlenc and whaC grazing inpacCs are causing 
Chese condiCLons. If Che condition la caused by one spades, »b Is 
somecines Che case, managemenC acclena are developed co correct this 
condition. For instance. If on a herd area the primary forage spades 
are deCarloratlng due Co moderate overgrazing caused moscly by livestock, 
Installation of range ImprovamenCs, a change In grazing season, or 
InsCallaCion of a grazing system which provides for periodic rest from 
grazing nay be sufficient co Improve the forage condlcions. The sane 
remedial actions In an area grazed only by horses or wildlife would be 
precluded because of statutory and practical problems. In these areas, 
reducing the number of animals allowed to graze may be the only option. 

Unfortunately, many of the management options available for 
addressing livestock grazing problems are not appropriate or 
practical for addressing wildlife and wild horse and burro areas. 
As a result, on areas with both livestock and wild horses, a comblnaClon 
of Che acClons Involving initiation of grazing systems and range 
Improvements would be proposed to improve conditions in areas used by 
livestock and a reduction in numbers in areas used by wild horses. In 
this situation, a proportionate adjustment would not be necessary or 
appropriate . 
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Now on p, 27. 
See p. 27. 



Now on p. 33, 
See p. 33. 



Bscauaa o£ cha variety of aituatlona found on tha public lands, we 
cannot support adjuatnent In lavela of usa nada strictly in proportion to 
tha amount of foraga conaiuwd and tha amount of range danaga each apeciea 
la causing. However, we are conmitted to Improving reaoutea conditions 
where needed. To this end, tha BLH will continue to use the land use 
planning and public input process as outlined in the Federal Land Policy 
and KanagemanC Act of 1976 for apportioning forage and to essure that 
■ubaequent management actions are practical and affective in solving 
local resoucce problena. 

Ua believe that this response la sufficient to close out this 
recoomendation. 

After tnifiial pppul^^p^gn f dj m1;3^an1;B ^rf mad^. eonduet continued 
Monitoring to maintain wild horse and domeatic llveatock population 
levels eonalatent with what the land can support, (p. 33) 

The BLM concura with this raconmandation. Uhara graxlng usa 
by livestock, wildlLf*, and wild horses and burros is Inconalatent 
with land use plans or will prevent actainmenc of "« thriving natural 
ecological balance," the BUt will make changes in grazing use. In 
furtherance of this commitment, we intend to placa Increased emphaals 
on resource monitoring and completion of herd management area plans. 
Depending on budget levels, this may require a shifting of resources 
from other parts of the program. 

Permanently rescind the ragulationa authorizing fee-waiver adoptlona. 
(p. 40) 

Wa agree with the abjective of this racocmandation, which is to 
"significantly reduce the likelihood that wild horses removed from 
public rangeland In the future will experience inhumane traatnent and 
slaughter": however, we are taking steps to achieve the objective through 
a different approach. 

A proposed rulemaking to revise the exlating regulation on "Supporting 
information and certification for private maintenance of more than 4 wild 
horses or burros" vas published In Che Federal aaglate;; on February 6, 
1990 (55 FR 3969). This rulemaking will prohibit the uae of power of 
attorney to adopt wild horses ov burros when the adoption will result 
In the maintenance of more then 4 untitled wild horses or burros in one 
location. The aaction of tha rules being revised (Section 4730.3-3) 
regulates approval of adoption applications where the applicant requests 
to adopt more than 4 anlmala per year or where more than 4 untitled 
adopted wild horses or burroa are to be Balntalnad In one location. 
The purpose of the rulemaking Is to prohibit an Individual from gaining 
control of more than 4 wild horses or burroa by using one or more powers 
of attorney. Two comients ware received on the proposed rulemaking, both 
favorable. The BUI expects this rulemaking to become final before the 
end of Fiscal Year (FY) 1990. 
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Now on p. 40- 
Seep. 41. 



Kost of che pxoblana with f«A valv«r sdoptlsM itAnaad noc me nuch 
ftoB th* valvar of the fsa but fron the large nuobert of uilMals 
controllsd by a single Individual. Even et full fee, an individual 
gaining control of many wild horses could possibly make a profit after a 
year of care, depending on the aarket. By making It extreiMly difficult, 
if not lapoasible, for one Individual to gain control of a large group of 
wild horses, the proposed rulenaklng significantly reduces the profit 
motive for adoption. 

The BUI prefers not to rescind the regulation authorizing the 
Director to waive the adoption fee. Even though fee waivers hevs 
been terminated by BUt and prohibited In the FY 1990 Appropriations Act, 
it is conceiv^le that at some future date the us* of the fee waiver 
could be conaiatent with the objective of placing wild horses and burroa 
In appropriate private care. For example, there could be altuations where 
the Govemnent night have a need for adopters for older or unsound wild 
horses and a wild horse or humane group might be willing to provide homes 
for the animals. Halving the fee In such circumstances could be 
beneficial for the Government and for the animals. 

Ua believe that publication of the final rulemaking will be sufficient to 
close out this recommendation. 

To reduca the eosca aaaoclated with dlsposins of Vlld hOMBl laiwved trPID 
oublie ranaelands. we racomwend that the Secretary of the Interior dlWCt 

(1^ fElat ahliah an avTaga length of time reouired to halter train a 
wild hors e and an sfa ranye for horses best suited to be halter tEflJMd^ 
and limit payment t o the atatea to only those horaea that meet both these 
criteria , (p. 50) 

He agree with this reconnendation and are working toward Implementing 
it. The BLM's FY 1990 Annual Work Plan assigned the Hew Hexico State 
Office the lead role In developing Bureauwlde guldanca for operation of 
prison training facilities and a training course for prison facility 
horse trainers. The daslrad training method to be implemented at all 
prison facilities will be established and also the estimated period of 
tine to train the animal. The BlH's Washington Office Instruction 
Kemorandum Ho. 90-307 dated February 1, 1990, established the policy 
for classifying excess wild horses into three categories. Horses in the 
age group of 5 through 9 years old ate classified Cor the prison training 
program. Horses on either side of this age spread will be ahlpped to an 
adoption center or to a sanctuary. However, since the holding facility 
tn Bloomfield, Nebraska, closed early In FY 1990, we anticipate the need 
to hold some of these horses temporarily at the prisons. He will only 
be chsrged for the feed consumed and a dally maintenance cost for each 
animal maintained but not trained. 
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Now on p- 40. 
Seep. 41. 



Now on p. 41 . 
See p. 41 . 



(2) [Dl*v«loD « atandard far d«f ralnlny that a horiB has been halter 
tralnad a . wall a« an In.twgfcton atratagv te anaura that the Btandard Lb 
■».t bafora offarlna a hor«a for adoption, (pp. 50-51] 

Ua agraa vlth this racomandatlon. Thla topic vaa discuaaad at the BLH 
Ulld Horae and Burco Workshop in Albuquarqua, Haw HexLco, April 4-7, 
1989. As a result, both Che Haw Haxlco and Colorado Stata Offices 
includad similar raqulrsnsnts in anandnMnts o£ tha Cooparatlv* Agraanents 
with both States. In order for tha fiLH co accept a horsa as haltar 
tralnad, the following requirananta oust be vat: 

<a) Tha trainer Is able to walk up to and haltar tha horse in a pan, 
with tha horse reaainlng cala and offering Halted avoidance. 

(b) Tha horsa can be led with alack in tha lead rope. 

(c) The trainer Is able to pick up all four feat without significant 
resistance. Hooves can b« cleaned and tElnaad. 

(d) The trainer is able to eoab and brush the horse on the body, legs, 
and neck without significant resistance. 

Soth a filM and a State priaon anployea will aign the training 
certification. These requirananta are contained in an AnendiDent with the 
New Maxico prison aystaa dated Saptaober 26, 1989, and Hodlflcatlon 04 
vlth the Colorado prison dated Hovanbar 30, 1989. These changes postdate 
the information in the last paragraph on page 47 of the draft audit 
report. Although we do not yet have a Bureauwide policy in affect. 
Hew Haxlco and Colorado prisons now have consistent training standards 
and inspection certification. 

f3> tSlan d adoptahla younger hnraaa directly to adoption instead of 
aandlna tha w to priaon facllitiea for training. <p. 51) 

Va agree with this racoonendation. As indicated previously. Instruction 
Kenorsndun Ho. 90-307, dated February 1, 1990, eatabliahed policy for 
claaslfication of excess wild horses and burroa. The age group of 
horses to be sent directly to adoptions Is weaned horses through the age 
of 4. Horses age 5-9 go to the prisons for training. The Instruction 
Hamorandun also gave tha preparation facilltiaa the option to send horses 
under tha age of 5 to tha priaon to be held until en adoption event, if 
space Is available and it is cost-effective. The prisons will not halter 
train these younger horses; they will be held and BLH charged for the feed 
consumed and for daily naintenance. The Hew Hexlco and Colorado prisons 
charge a separata fee for each halter trained horse. 

Ue believe that this responae is sufficient to close out this 
reconnerkdetlon . 
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Now on p 41 
See p. 41 



Now on p. 40. 



(4) rpion«id« * v«t«tv tif dlapQ * «1 nnttotf fnr unadonhabla JiQtMf nflt 
ffurrantlv b«tnp xit^fl ^wd. wfa o ta n«e««««rv- mrnkm r>eoMMncUtLanM far 

gangreaalo niil conaldTation. (p. 51) 

Ua agree with this recouMndatlon. lUny alternative* are being 
explored for the unadoptable horaeB--euch a* ealectlve renovala, 
fertility control nethoda, and u«e by underdeveloped councriea. In a 
•elective removal of exceaa anlmala, unaound horaea and thoae 10 yeara 
of aga and older ace releaaed back on the range. Thla approach can 
elao bo coablnad with fertility control treatBenta to reduce the rate of 
population growth of the free-roealng horde. The BUI bellevea that thaaa 
nanagement practlcea hold proalaa for reducing or ellDinating the number 
of unadoptable wild horaea raoovad from the range. Of couria, the BLM 
will pay eloae attention to the effect of aalectlva ramovala and 
fertility control on herd atructure and population dynaaica. 

On page 50, GAO atatea that "It would be appropriate for BIH to 

reeonaider the merlta of faterllizatlon and authanaala] ." Daaplte the 
provialon In the Act for humane destruction of excaaa wild horaea and 
burroa for which there la no adoption demand by qualified indlviduala, we 
believe that past history and public reaction preclude euthanasia as an 
alternative worth conalderlng. 

The Wild Horae and Burro Advlaory Board, which ahould be reastahlishad 
by the end of thla fiacal year, will undoubtedly explore the subject of 
unadoptable horsea. The BUt will wait for the Board's advice before 
considering any recommendations for congressional action. 
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See p, 2 

See comment 1 



Now on p. 3, 
See comment 2. 



In ftddlcion to rupondint to tho CAO'» apeeifie neooHndetlDiw , tho BIK 
bollsvoB th*t sMM corroctlOM or eUrlflo«tioiw in oi^r p»rti of the 
toxt would l« holpful. ProbltB eroM Jroa tho toxt «» «ndorll««d bolow, 
follovod by BUI'a position oi ausgottod ch«asos. 



■.«r« i^h^ go pnn wnj h^ra*. trom fodaral rmtelendl . (p. !■> 

RoBOvela of wild home alnoo tho bostuilnf of tho pro|t«i total 
about 100,000. 



««la<g.t:tQ«. af th* hnr«aa or fioiMltte d tha M 
finsneial r^Tan.lbllltv for tha ' •- 



ram— ne to long-tar» 
<p. 2) 



On pas* 2 and alaawhan. tha rapoxt rafaxi to -eoH«Tcial 
•xploitatlon* of wild horias adoptod vU tha fee walvar procxaa. 
Tha moaning of tha phr«aa la qulta clear In tha oontaxt of tha 
raport, !.«., aala for alaufhtar of wild horaaa aftar tltla waa 
conveyed to tha adoptexa by tha United Statae. However, the uea of 
thla phraae in thla lanae can be aoMwhat confuaing alnca "coa«ereial 
exploitation" h«a a different naening •• defined In BlH'i wild ho»a 
regulations at 43 CEH A700: 

-(c) -CoaMXclel exploitation" meens uelng a wild horse ox 
burro becausa of Its ehsractarlatlcs of wlldnaee for direct or 
Indirect financial gain, Chereetexistlcs of wlldneas Include 
the rebelliouB and feiety nature of such sniaala and their 
dafience of nan aa exhibited in their undoaesticated and untemd 
state. Use as saddle or peek stock and other use* that require 
do«estication of tha aninel ere not oonerclal exploitation of 
the aninela beosusa of their characteristics of wildness," 

The regulatory definition of consMXclal exploitation applies to 
animals consldexed wild horses end burros under the Wild Free-Roaning 
Horse and Burro Act, not to titled animals, which according to the 
Act lose their statua as wild horse* end buxxos. 

A 19B7 court ruling enjoined KX froa cranaferring title to 

adopted eninels In oases where the sdopcer has at any tine expreesed 

an intent to use the anlowl for coasMreial purposes after the passage 

of title. Elsewhere In the court decision, the expression "put to 
conaerclal use" sppeara. Several other variations on theee phraees 
■re used In the court ruling, including 'coMMrclally exploited." 
The court does not define what Is «eant by tha phrase 'coMNroial 
purposes" or sny of the other phrases conteining tha word 
"connerclel." 

In en adoption handbook released In Deeeaber 1909, BLH definee 
coaaercial purpoaea as follows: 
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Now on p. 24. 
See comment 3. 



Now on p. 8, 
See comment 4. 



Comurclal purpoaas include ilaughtBrlng the ftnloal oe Belling 
It for BUughter and using a wild hor»« or burro becauiB of it« 
ch«tact«rl«tlc» of wlldncsa for direct or Indirect financial gain. 

When the GAO report uses "conmiercial exploitation," it ie actually 
referring to aale of wild horaee after titling. For clarity, the BUI 
suggeeCB that the GAO use the language of Che court ruling, that is, 
"coHmsrcial purposes." 

rte»«et:lc llvaacock of about U..7 ■Ulton vaetlv outmiBber the ^2.QQQ 
wild horeaa eurrenClv on federal rangelands ■ ■ . ■ (p. 2) 

While we do not disagree with theae figures, their usage certainly 
gives a Bla-iBprssslon of Che actual relationship between the 
nuaber of livestock and wild horse and buiro nuobera on t^e public 
lands. By law, wild horses are llalted to the areas where chey 
existed in 1971 (about 34 million scree of BUI-adainlstered land). 
The 4.2 Billion livestock cited are found on 170 »iHion acree of 
rangeland . 

A nore valid conparleon between these speelee would conpare forage 
consumption only on herd manegement areas where both types of aninals 
occur. Uhen considering these areas, the relative difference in 
livestock and wild horse use Is not nearly so disproportionate. 
For instance, in Heveda which hea al»ost 75 percent of the wild 
horses, en estlaeted 40 percent of the total forage available for 
wild horeee and livestock In herd areas Is used by wild horses. 
The reneining 60 percent is used by livestock. (See analysis in 
Attaehmsnt 1.) 

Wild horgp i gn the western range ara daecended froa hotees brought 
to the Ho rth ABarlcan continent bv Spanish explorers In the 
16th C*MUEY ■ ■ . ■ (P- 6) 

Thle stetenent reflects a popular sentiaent but one that does not 
eccord with the conclusions of the scientific conaunlty. See quotes 
below : 

"Contenporery North American wild horses are variously claimed, 
depending on the claimant and Che locale, to be the wlld-HUstang 
descendants of domestic horses Introduced by the Spaniards in the 
sixteenth century, or of alscelleneoua cavalry mounts, work 
horsee, and ssddle anlaals escaped or ebendonsd more recently." 
(Netlonel Research Council, fl pgl Report of thi f gea^lttefi on Wild 
and Fraa-Roaiilng Horses and BurrOB ■ 1982) 

"Qendrograsw constructed using palrwlse comparisons of 
Nei's distance measurements (D) for the domestic breeds and 
the wild horse populatione substantiate anecdotal accounts of the 
origins of Great Basin horses from draft horaes, seddle horsea of 
Ajnerican breed origin and Spanish Barbs.' (Ann T. Bowling, Hild 
Horaa Parentaga and Popul^tton Canatlca. Final Research Report to 
United States Department of the Interior, Bureau of Land 
Manegement, January 15, 1988, p. II.) 
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Now on p. 1 1 . 
See comment 5. 



Now on p. 12, 
See comment 6. 



Now on p. 19. 
See comment 7, 



Now on p, 21 , 
See comment 8. 



ThB Blii Buggaati rowordlng th» GAO atatement along th« lli»« of the 
■entences balow: 

Spanlih explorari btougtit horses to the North American continent 
In the 16th century. Early horae herds on the western range were 
conposed of horses escaped fron or released by the Spanish or 
Indians who had acquired horses. 

In 19B5. th> Can.r..a «u i:h^rl«d BUt to acceleratfl th<t rWOYftl <?£ Wllj 
)ior««« and burroa froa ptibU g rangalanda. (p. 12) 

The BLM auggasts that tha word "authorized" be replaced with 
-dlrectad." The President's budget submitted to Congress for 
FY 1985 requested S5.08 Billion for the wild horse and burro 
prograa and proposed the removal of less than 6,000 animals. 
Congress increased the funding by $11 million and directed BLM 
to remove 17,142 excess animals. 

In fiscal year 1990- 1&5 full- tl~« eimlovaefl were ennloved CP carrv 
oat the wild horsa a n d burro program In BLM hefldgwartgrg mj £U1^ 
offices . (p. 13) 

Ub auggast rewording aa fellows: 

In FY 1990, 165 full time equivalents were expected to be 

avallabla to carry out tha wild horse and burro program in 

fiUt headquarters and Field Offices. A full time equivalent 

is one parson working for a year. Tha actual number of employees 

worlclng In the program is considerably larger because the 

majority of anployees In the wild horse and burro program 

also work In one or mora other program areas. 

Tq ■valu«c« the traa t -ent of wi^j ^oraea removed from tha ranee fffl 
fnc-iimed on B1J4'« faa-walver adoption proaran. (p- 22) 

Tha BLH believes that by focusing on the fea-walver program. GAO only 
evaluated the treatment of wild horses adopted under fee waivers. The 
treatment of excess horses placed through this segment of the adoption 
program la not necessarily indicative of the treatment of all excess 
wild horses. About three-quarters of all wild horses removed fron 
public lands were placed In private care without fee waivers. 

rSLM-a ra-ovall decl a lnn. h.va reflected either the destce tO flghtev* 
p.rc.«lved h t atorlc wild ho^aa aonulatlon levels or deferens tP 
■dvlaorv group, larae lv eonmrlaed of llvaarock permittees. (p. 24) 

This statement reveals a misunderstanding of how BiM arrives at 
appropriate management levels (AKL's) and, subsequently, the decision 
to remove excess anlmale. The BLM uses the land use planning process 
to errive at AML's for individual herd management areas. Advisory 
groupa -largely comprised of livestock permittees- are certainly among 
the many groups consulted as part of the planning proceas. 
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Now on p. 21. 
See comment 9, 



Now on p. 22 
See comment 10. 



10 
Homvar. to Intlnata that thalra la tha only volca haard la to 
■tarapraaanc how tha procaaa worka. That* ara muMroua opportunltlaa 
for public Input provldad prior to final daclalona, and wild horaa 
Intaraat groupa--along with othar affactad lntaraata--routlnaly 
partlclpata In tha planning procaaa. Provlalona for public 
participation ara contalnad In BUI' a planning ragulaclona 
at 43 CFIt 1610.2. 

Tha BIH haa no daalra to achlava parcalvad hiatorlc lavala, but la 
Inataad cosiittad to managing approprlata nunbara aa Idantlflad 
through tha planning procaia. Honathalaaa, thara ara aound raaaona 
why tha planning ptocaaa could not ba axpactad to arrlva at a nuidiar 
■any tlaaa largar than tha population that axiatad in 1971. Tha Act 
prohlblta tha BUt fron managing wild hotiaa in araaa whara thay did 
not axlat In 1971. Wild horaaa, llVa moat wlldllfa apaeiaa, axpand 
thalr rangaa whan populatlona Incraaaa. Bacauaa o£ thla natural 
phanomanon and tha prohibition on nanagamant of tha animala outaida 
thalr 1971 araaa, It ia not lagally poaaibla to managa a total 
population much graatar than tha population that axiatad in 1971. 

Tha Act alao requlraa ramoval of wild horaaa from privata landa 
whan tha privata landownar raquaata It. }Uny of tha hard araaa In 
axistanca In 1971 hava privata watar aourcaa or oontain algnificant 
cracta of Intamlnglad privata landa. Privata landownari hava aikad 
tha BIH to ramoval wild horaaa or burroa from many of tha thaaa 
traeta. Undar thaaa circumatancea, it la not poaaibla to managa 
populatlona of wild horioa or burroa; accordingly, tha land uaa plaiui 
raqulrad removal of all of tha wild horaag or burroa from a nuaibar of 
hard araaa. 

9. H.aovlny m o r. haramm ^^h^p tm tfe«««*rv wtaa fodaral funda. rtlMYlnt 
!«■« rhan It warr anted bv r«ny» ^^fttmifclonti eontrlbutaa to continued 
ygpf^ureo d atTtoratlon. <p. 25) 

Tha BUf would add that ramoval of 'loaa than ia warranted by ranga 
conditlona' alao incraaaaa Fadaral axpandlturaa bacauaa futura 
ramovala and managaaant coata will ba graatar aa a raault of 
Incraaaad population and high rataa of raproductlon. 

10. On* difficu l t^ f^^t^w BiJj tn ■afhUahlna carrvlna caDacltiaa for wild 
hBr.«a la d J.tlnaui.hiny a«oH» foraaa eonauiwirlon bv anaclea. <p. 

25) 

Va agtraa dlatingulahlng among foraga conaumptlon by apaclaa 
(wild horaaa, Uvaatock. and wlldllfa) la difficult, particularly 
whan all apaeiaa uaa tha aama area and during tha aame parloda of 
tha yaar. Olatlngulahlng uaa batwaan Uvaatock and wild horaaa in 
noat aituatlona ia virtually impoaaibla bacauaa of almilar dlata, 
dentition, and graaing mathoda. However, we dlaagraa that thla 
problem necaaaarily craatea difficulty in aatablishlng a carrying 
capacity. 
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w on p. 24, 
See comment 11. 



Now on p. 26, 
See comment 12 



Now on p. 34, 
See comment 13, 



Ov«r th« y«ar«, th« Blil hu tu«d two dlff«r«nt method* to d«t«i:rBln« 
carrying capacity. Baeauaa of cha limltatloni of a ona-tlu aurvay 
In eatabllahlng carrying capacitlaa, tha BUt avltohad aavaral yaara 
ago to a policy of nonitorlnc to aatabllah carrying capacltlaa. Tha 
prinary raquiraaant undar thla approach la salntananca of a fairly 
atabla and known laval of gracing uaa. Undar thaaa conditlona, 
■onltorlng cha laval (parcant utilization of kay foraga apaclaa) 
of grazing uae by all apaclaa ovar a parlod of 3 to S yaara, It la 
poaalbla to datanlna whathar tha ovarall laval of gracing uaa ia 
corract. Thla Information can alao ba uaad to aatabllah tha total 
aaount of tha naadad adjuatownt in uaa by all ungulataa whan uaa la 
axceaalva or thara la a aurplua. Uewavar, thaaa itudlaa cannot ba 
uaad CO datamlna how nueh each apaclaa' graiing uaa ahould b* 
adjuacad. 

Adjuatmanta of uaa on Cha public landa, particularly whan thoaa 
uaaa Involva a ra-allocaClon of raaourcaa, hava a nuabar of lagal, 
anvlronnantal , aoelal, aconosle, and political lopacta. Tha 
evaluation of lapaeta and analyala of altamatlvea are quite 
coapllcacad and ihould ba aubject to public acrutlny and coMwnt. 
Conaaquently, the allocation of forage anong anlaal apaclee 1* nora 
propacly datarmlned through tha land uae planning procaae. 

11. Further, wa »*re nae mhlm to Identify data to rtaBOnatrata Vhart horil 
r— ov.le heve —tei-lellv tmroved the inaclfic araaa froa which thav 
h«ve been reaoved. (p. 28) 

We quaation Che GAO'a underlying aaauaptlon here, Chat wild horaa 
ranovals ihould or ouat natarlally laprova tha araaa where roHovala 
occur. Homally wild horae removala are only Made to raaatabliah a 
modarata laval of grazing uae. Uhen thla ia the caaa, although tha 
annual utilization of forage apaclaa will ba reduced, thie reduction 
will aaldon raault in a owaaurabla iaprovaoant In range condition. 
Heaaurable changaa la range condition normally require S to 10 yaare. 

12. Tt glene to edoDt out 6.1QQ horae* dui-t»y the veer, up about 200 froa 
iirtu.! 1989 levele, (p. 31) 

Since 19B9 horae adoptlona totaled 4,325, the target of 6,100 for 
FY 1990 la an Ineraaaa at 1,775, not 200. 

13. According to BLM. ebout 30 aereent of the wild horaea reaovad froa tha 
rMtiB. ere unedontehle due to ate or ohvical laoarf ectlona ■ (p. 41) 

Thla figure waa adjuated downward to about 20 percent recently when 
BLM expanded the age category for adopteble aninala. Currently, 
horaea aent to aanccuartea on the baale of eg* nuat be 10 or older. 
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Analyals of Forage Ue* by Llveetock «nd Wild Boreas 

The GAO report IndlcatM that 4.2 Billion domaitle llvaatock vutly 
outnunbar the 42,000 wild horeea currantly en fadaral rengalande. Thla 
eomparlaon Impllaa that there Is a draatlc Inequity between the amount of 
forage and reaouroea allocated to wild horaea end burroa as cowpared to 
livestock. Although these levels are aet In land uae plana and arrived at with 
considerable public Input and analyala of the aoclel. eeono«lc, polltlcel, and 
anvlronmentel Impacts, we understand thet sew Intareata do not agree with the 
allocation produced by this proceaa. 

However, the figures presented are an applea va orangea conparlaon. The 
area occupied by the 4.2 million livestock Is iiany tlBsa larger than the area 
legally available to WH&B's. A more valid coniparlaon can be obtained by ualng 
data publlahed In the FY 1989 Public Land Statistics and the latest census date 
for Nevada where noat of the wild horses are found. 

Llveatock Forage Acreage: 42,256,400 Acres 

Livestock Forage Conaumptlon (1989): 1,860,900 AIM's 

Llveatock Forage Consunptlon Rata: 42.gS6.400 acres - 24.3 «eres/AUM 
1.860,900 AUK'S 

Assunlng the Livestock Forage Conauaptlon Rate (24.3 acrea/AUH) within herd 
areas Is the sane aa the statewide average, the llveatock forage oonsu^tlon 
within herd areas can be calculated ae fellowa: 

* X4. 131, 200 aerea - 581,530 AUH's llveatock use 
24.3 «cree/AUM 

Bote: Thla calculation more than likely considerably overstates the 
livestock usage within herd areas. This rate of livestock use coabined 
with the UH6>B usage would result In an average forage utilization of 14.6 
acrea/AUM within Nevada herd areas. 

Uild Horse and Burro Acreage: 14,131,200 Acres 

WH&B Forage Consunptlon (1989): 12 nontha X 32,067 enlula - 384,800 AUK's 

Using thla data, a more valid conparlaon between llveatock and wild horse and 
burro use can be nade on the areas where both are found. 

Total Forage Consunptlon: 384,800 AUH's + 581,330 AUH's - 966,330 AUH's 

966.330 fptal AUM'a - 60X Livestock forage usage 
581,530 livestock ATM' a 

966,330 tofl AUH's - 40X WH&fl forage usage 
384,800 UH&B AUH's 



* Acreage of herd areas designated for long-tem nanaganent of UH&B 'a (HHA's). 

Attachnent 1 
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The following are gao's comments on the Department of the Interior's 
letter dated May 3, 1990. 



7^f^T^!7!!T^^!T^^^^^l^BUiC^P0Tt that 100,000 wild horses have been removed since the 
«jAU l^mineniS program's start in 1973 may overcount wild horse removals. In June 

1989 BLM told us that, due to poor recordkeeping in the early years, sep- 
arate data on wild horse and burro removals were not available for 
those years. Although using these data would add up to 100,000 animals 
removed since 1973, an unknown number of wUd burros is included for 
1973-79. Wild horse removals between 1980 and 1989 total about 
80,000. We changed the report to reflect the time period when specific 
data exist on wild horse removals. 

2. Phrases such as "commercially exploit" are widely used to concisely 
describe selling a wild horse for slaughter. Contrary to blm's suggestion, 
the 1987 court ruling frequently refers to commercial exploitation. Fur- 
ther, BLM even used the phrase in its August 1987 instructions to field 
offices regarding the court ruUng (for example, "Withhold title in case 
of any adopter who has expressed an intent to blm to commercially 
exploit the animal(s)"). For conciseness, we use "commercially exploit" 
and similar phrases, rather than "commercial purposes." 

3. In citing the total ntimbers of wild horses and domestic livestock on 
federal rangelands, we were not attempting to imply that wild horses 
and domestic livestock share range resources throughout the West. 
Instead, we cited the data to demonstrate that public lands overgrazing 
cannot be fully addressed by concentrating exclusively on wild horses. 

We agree that si)ecific comparisons between wild horse and livestock 
use can be made. However, BLM could not provide us such data specific 
to the herd areas we examined. Rather, blm could only provide data on a 
resource areawide basis. These data show that wild horses consume 
much less than 40 percent of the available forage suggested by blm in its 
comments. In the four Nevada resource areas we reviewed, wild horses 
consumed 19 percent of the available forage compared with 81 percent 
by domestic livestock. 

4. The alternative language suggested by BLM as well as the quotes from 
other reports on the subject are entirely consistent with the presentation 
in our report. Accordingly, we have made no changes to reflect blm's 
conunents. 
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5. We revised the report to state that the Congress directed blm to accel- 
erate the removal of wild horses and burros in 1985, 

6. We revised the report to state that 145 full-time equivalent employees 
were expected to carry out the program in fiscal year 1990. 

7. We revised the report to state that we did not evaluate the treatment 
of wild horses and burros adopted under blm's full-fee adoption 
program. 

8. We do not agree with blm's position that our statement reveals a mis- 
understanding about how BUH develops its appropriate management 
levels. We understand that wild horse levels are prepared as part of the 
land use plaiming process mandated by flpma. However, we do not 
believe that a level can be justified as representing a sound management 
decision merely because it is recorded in a land use plan. If a level is 
developed without regard to land conditions or wild horse range impact, 
its inclusion in the land use plan does not make it more useful or appro- 
priate. In this connection, bim provides no evidence to refute our finding 
(along with the finding of Interior's Board of Land Appeals) that wild 
horse levels are being established arbitrarily without a sound factual 
basis. 

With respect to BLM's view that it is not legally possible to maintain wild 
horse numbers much greater than those existing in 1971, we have 
revised our report to clarify that the act limits wild horse management 
to herd areas where they were found at the time the act was enacted in 
1971. However, we question blm's underlying assertion, that removal 
decisions can appropriately be driven by the desire to achieve any his- 
toric population levels. As Interior's Bureau of Land Appeals has ruled, 
removal decisions must be based on data describing impact on range 
conditions. As we Iwve demonstrated, such data does not currently 
exist. 

We agree that the act requires blm to remove wild horses from private 
lands if they have stayed there. However, none of the 46 herd areas we 
examined created this predicament. Almost all were isolated from 
nonfederal lands and removals were done to reach the appropriate man- 
agement level, not because horses were straying onto private lands. 

9. We revised the report to state that removing less horses than is war- 
ranted contributes to continued resource deterioration and potentially 
higher removal costs. 
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10. We revised our report to more clearly link the difficulty in distin- 
guishing forage consumption among species to determining the impact of 
wild horses on range conditions, not determining carrying capacity. 

We agree that public scrutiny and comment obtained in blm's planning 
process provide important input in ac^justing uses of the public lands. 
However, by developing and providing appropriate data on range condi- 
tions and where practical the relative impacts of different uses, BLM can 
help ensure that its final decisions are consistent with what the range 
can support. 

1 1 . Where wild horses were part of the overgrazing problem, one reason 
they have not resulted in apparent range improvements is because the 
removals have not been accompanied by needed reductions in domestic 
livestock grazing or more intensive livestock management. 

12. We corrected the report to reflect that 4,325 wild horses were 
adopted in 1989. 

13. We revised the report to reflect blm's expanded age category for 
adoptable animeils. 
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Development Division, 
Washington, D.C. 
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